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In Denmark, as well as in the EU, OECD, and ILO, the dominant discourse concerning both general adult education and continuing vocational training is that promotion of both is of paramount importance. Since around 1990, all political parties in Denmark have been in favour of a rapid expansion of adult education – and so have the social partners and business leaders. There is general agreement that educating employees (CVT) pays off – and that it is an absolute necessity to do so, to keep up in a world of intensifying global competition.

CVT, it is argued, must be considered a necessity to modernise industry, to meet the changes resulting from modernisation, to adjust to customer-demand-led production and to quality and flexibility requirements, to help restructure the labour market etc. Furthermore, the high wage level in Denmark (and its maintenance) has above-average productivity as a precondition; consequently high levels of skills within the workforce must be established, maintained and expanded. The promotion of increasing productivity, flexibility and mobility is therefore considered a societal necessity – also in order to maintain the high standards of the welfare state.  However, a period of growth in full-time CVT participants from 86,000 in 1993 to 125,000 in 1998 has been replaced by a considerable decline in recent years.

Although in general the Danish educational system can be perceived as rather cohesive, as a policy arena it is a highly diversified system, consisting of many different scenes, each with its own charac​teristics, policy style, and policy profile of highly varying institutional arrangements.

Despite sectoral divisions, the educational system shares common core values such as upgrading the qualifications of citizens, and the educational system has been able to deliver many of the prerequisites for democracy and for the productive capacities of the citizens. It has, moreover, always been seen as part of the welfare state protection of its citizens.

The paper is structured as follows: Part One gives an overview of the Danish training and education system for adults. The overview starts with a description of the present formal structure of programmes. This is followed by a description of the content, the distribution of responsibility, the financing and the activity level of the system. In addition to the presentation of the present system, a brief historical account of the development of the system from 1945 to the present time is included. This is done to give the reader some background information to better understand why the system is structured as it is, and to get an understanding of its operational principles. 

The main focus in Part Two is to illustrate how and to what extent the qualifications needs are analyzed as background for the education and training activities in enterprises. This includes clarification regarding the extent to which enterprises use educational planning, as an indicator of the level of professionalization of human resource planning. 

Part Three deals with the motivation of enterprises to plan and carry out CVT activities for their employees. This includes a short description of the reasons for using CVT and barriers to CVT.

Finally, Part Four contains reflections on present and future changes in the Danish system; this part can also be seen as the conclusion of the paper as the section also includes some perspective remarks on the changes that are likely to influence training decisions on the part of the employer and of the employee.      
PART ONE
1	General overview of the Danish training and education system for people in employment 
In May 2000, the Danish Parliament adopted a number of acts aiming to merge the continuing training and further education programmes into a single, coherent and transparent education system. These acts originated in a political agreement from 1999 between the then government (the Social Democrats and the Social-Liberal Party) and a number of opposition parties. The agreement was based on a government draft, which was in turn based on proposal drawn up by the ministries responsible for adult education, i.e. the Ministry of Education and the Ministry of Labour. This all resulted in a major reform in 2000 of the vocational education and continuing training system – called the VEU reform (Voksen- og Efteruddannelse) (Andersen & Sommer, 2003; Undervisningsministeriet, 2003).

1.1	The VEU reform
The process leading up to the above-mentioned proposal, political agreement and the subsequent passing of the acts constituting the VEU reform was initiated in a committee; the duration of this committee’s work was from 1997 to 1999. The primary task given to the committee was to formulate some proposals for a more transparent and coherent adult education and training system. The committee consisted of government officials from three ministries: the Ministry of Education, the Ministry of Labour, and Ministry of Finance, who chaired the committee work. This set-up marked a breach with strong Danish traditions, where the social partners, ever since the 1930s, have been members of law-preparing committees. Furthermore, the committee’s work was predominantly oriented towards economic conditions and steering, which has had an influence on the contents of the VEU reform (Andersen & Sommer, 2003; Illeris, 2003; Undervisningsministeriet, 2003).

Financially, the reform resulted in a drastic budget cut, which was to be realised by rationalisation; increased efficiency and user fees were supposed to come from enterprises, municipalities, other public authorities, as well as from individuals (see 1.5 “Financing of the Adult Education System”). Structurally, a significant rationalisation of the entire adult education and training system was achieved with the introduction of only three main categories: 

	Liberal Adult Education 
	General Adult Education 
	Adult Vocationally Oriented Education 





Figure 1: The Danish Adult Education and Training System






Source: the Ministry of Education




Figure 1 shows that the adult education and training system consists of two main horizontal levels:

1.	Basic Adult Education, which is a process of education leading to the same competences as the general vocational youth education, up to and including the level of vocational education and training. Equivalent of up till 12 years of education (lower half of the figure)
2.	The further and higher educations: Further Adult Education, Diploma level, Master level, which are comparable with the general education system (short-, medium- and long-cycle higher education), but still different from them regarding organization and content. Equivalent to 13–17 years of education (upper half of the figure)

An important aim of the VEU reform was to strengthen the basic skills such as the three R’s (reading, writing and arithmetic), and therefore the Preparatory Adult Education (FVU) was added to the system. The adult training system was furthermore supplemented with a new type of courses: Open Education outside the general system, which can be characterized as courses of supplementation. The purpose of these courses is promoting transitions up to and between the further and higher educations (Undervisningsministeriet, 2003). 

Each area in the tree main categories of the system for adult education and continuing vocational training will be describe in more detail below. However, to understand both why the system looks the way it does and its operational principles, the next section will be a short description of the general features of the history of Danish education policy since the Second World War.
1.2	Danish educational policy
Shortly after the Second World War, the Danish parliament set up a Youth Commission with representatives from all public interest organizations and, as a new feature, from political youth organizations, too. One task was to examine young people’s opportunities in the educational system. The impetus for the commission was the new democratic and distributive agenda in Denmark, which had been set before, during and after the Second World War. 

In general, the 1950s was a decade marked by reforms. In 1951 the Youth Commission suggested founding the Young People’s Education Fund, which later expanded drastically to become the State Education Grant and Loan Scheme (SU). A shortage of engineers had been predicted in the 1950s, and in the second half of the decade there were hectic efforts to mitigate the lack of qualified skilled workers and to educate more engineers. The result was two decisive commission reports about training of unskilled workers and the establishment of an education for middle-ranking technicians. The traditional policy-formation model proved to work (Mathiesen, 1974; Korsgaard, 1997; Lassen, 1998).

1.2.1	Vocational Adult Education
The commission on education of unskilled workers was completely dominated by the social partners (Ministry of Labour, 1959). The majority of the representatives came from the unskilled workers’ unions and on the employers’ side from the trade associations that specialized in employing unskilled workers. The commission came up with the idea of a ramified, modular educational system for unskilled workers, the basic features of which persist even today. This education system was intended to be as close to labour market needs as possible. The most important goal was to support the transition of unskilled labour from agriculture to the expanding urban trades. It was designed according to a trade principle, thereby also contributing towards re-allocation and mobility between industrial sectors. This system was intended to serve a number of purposes at the same time: growth in labour productivity, structural change and reduction of unemployment (Mathiesen, 1974; Sørensen, 1977).

The Ministry of Labour was responsible for this new education, which took effect in 1960. This placement was primarily a matter of interest for the unskilled workers’ organizations as they saw it as an advantage that their new educational system belonged under ‘their own’ minister. In 1961, the youth vocational education was transferred from the Ministry of Trade to the Ministry of Education, but administration and innovation was still handled by representatives from the skilled workers’ unions. The training and education system quickly became popular, and from 1965 a similar modular system of supplementary training for skilled workers was established as well, also with a corporatist administration. This administration had a structure of several committees - one for each trade - where the unions and the employers’ organisations each appointed half the members. Since then, a system of vocational supplementary training for adults, publicly run and financed, and administered by tri-partite boards, has been firmly established. As a unique feature, the unemployed were allowed to participate in supplementary training on equal terms with employed people, and compensation for loss of income during training was the same for both groups. This system, Adult Vocational Training (AMU) ran its own course, undisturbed by educational reform efforts, until the mid-1980s (Mathiesen, 1974; Sørensen, 1977; Korsgaard, 1997, Lassen, 2000).

1.2.2	Improved conditions and growth in General and Liberal Adult Education
When the unions managed to rally political support to improve the educational opportunities for the unemployed under the labour market policy, the first result was intensified development of general education, which allowed the unemployed – and other adults – to fill the gaps in their basic education. Teaching took place at adult education centres (VUC) in all major cities. The curriculum was managed by the central administration, just as for the general schools, Folkeskolen, while the counties were given the task of managing financing, dimensioning and course supply; until then the counties had been a fairly insignificant actor in educational policy.

From the 1980s, a forceful grass-roots initiative, the day folk high schools, which was also strongly supported by the unions, turned into an entirely new type of school for the unemployed. So great was the satisfaction with the schools’ efforts regarding the unemployed that they obtained their own regulatory framework in 1990. 

In 1984, the small, but highly influential Social-Liberal Party forced parliament to pass a nine-point programme for adult education in Denmark. One point was a law-based subsidy scheme financed by the state for civic adult education of people with limited formal education, the so-called ‘VUS’ scheme (adult education fund) from 1989. After this prelude, considerable parts of the unions’ ideas on Paid Time off for Education (‘BFU’ – Betalt Frihed til Uddannelse) were realized in 1992 with the introduction of educational leave for people in employment as well as the unemployed – for a period of up to one year. The economic compensation aspect was covered in the law, but the rights aspect was not. Employed persons could only use the educational leave if their employer accepted it, and they were not free to choose the education either; the employer had to accept and decide what was relevant for the business (Korsgaard, 1997; Lassen, 2000).

Another result of the nine-point programme was the implementation of 457 development projects and the establishment of a special development centre for documentation and analysis of test experiences. The experiences called for more legislation, which was in line with the intentions of the programme. Something similar happened with a later six-point programme, another Social-Liberal initiative, for Folkeskolen. The development centre again described the test experiences, which came to form the basis of the new Folkeskole legislations in 1989 and 1994 (Korsgaard, 1997; Lassen, 2000). 

From the late 1980s, the social partners were active in several areas relating to continuing education. Concurrently with their extensive involvement in the operation of vocational education and labour market education, they also broke new ground in the collective bargaining system: new agreements on wages and working conditions came also to include agreements on education, typically entitling employees first one, later on two weeks’ leave per year to participate in private as well as public job-relevant education, subject to the employer’s acceptance (Korsgaard, 1997; Lassen, 2000).

1.2.3	New principles in educational policy, introduced in the 1980s and implemented in the 1990s
When the centre-right minority government took office in 1982, the new Minister of Education came from the Liberal Party. His approach to educational policy was characterised by ideas-based politics, and he saw it as his principal task to rid educational policy of every last shred of the planning philosophy of the 1970s. It was, fundamentally, his great desire to put an end to the Social Democratic egalitarian course in education. He wanted to follow a New Public Management (NPM) line with decentralization and introduction of quasi markets (e.g. voucher systems). From that time, the basic thinking behind educational planning changed. The social demand approach was replaced by a manpower approach, based on the demands for qualifications expressed by the employers (Telhaug & Thønnessen, 1992; Telhaug, 1994). 

The new philosophy resulted in a swarm of initiatives. The ambition was to reform all stages in the educational system, in order to replace organized interests in welfare corporatism with market mechanisms, strengthening exit options at all stages. The central administrative bureaucracy was to be trimmed in favour of increased autonomy at the institutional level. Some of these ideas were implemented, while others died during policy formation or implementation. The new strategy also proved to be self-contradictory; in tailoring education, the government applied a distinct manpower planning approach to access to higher education. One outcome, which led to widespread protests from the affected communities, was that several teacher training colleges had to shut down.

One of the minister’s big projects was his effort to reform vocational education, and in 1990 he managed to get the social partners to accept a reform. In return, the social partners managed to keep their time-honoured right to manage the contents of the education via trade committees. In 1991, a new statute for universities was adopted, which reduced participatory democracy at the institutions: elected leaders became more powerful, and external representatives entered the collegiate governing bodies, which took on advisory functions. Finally, employee and student influence was reduced significantly (Telhaug & Thønnessen, 1992; Telhaug, 1994). In short, the self-governing status of Danish universities was reduced, thus moving one step further away from the Humboldt ideal of university status. In the following period Danish universities became more involved in supplying VET courses, but mainly to persons already holding an education at bachelor level, aiming to acquire an education at master level. The major part of the teaching expenses was publicly financed, but user fees contributed substantially as well. In some cases they would be paid by the employers, in other cases by the employees themselves. Time spent on education could be paid by the employer, e.g. by a reduction in working hours, or by the employees themselves using their leisure time.

The new Folkeskole Act from 1989 was based on experiences from pilot projects under the six-point programme, but as far as curriculum was concerned, it reverted to an increased emphasis on the basic subjects of Danish, maths and Christian studies at the expense of socially-oriented and creative subjects. As such, the reform could be seen as an ideological countermove to the educational ideas of the ‘hippie generation’. Other distinctive features of the act were a strengthening of school boards, less employee influence and more power to principals.

After the change to a Social Democratic led government in 1993, a Social-Liberal minister of education took over and continued the implementation of the nine-point programme from 1984. The government set ambitious goals in terms of enhancing the educational level of the population. A programme entitled ‘Education for all’ aimed to give all young people a qualifying vocational education. To that end, the Free Youth Education was founded, a system of extensive, individual choices allowing young people to compose their own youth education. The intention was to ease the transition from school to employment. In general, a strong philosophy of individualization prevailed in the 1990s: the Folkeskole reform from 1994 established a founding principle of differentiated teaching in school classes; the vocational school reform of 1998 recognized individualized teaching principles; and the adult education reforms of the 1990s show traits of individualization principles as well. This individualisation philosophy became very clear with the reform in 2000. The reform called for more individual learning programmes, tailored according to the prior qualifications, needs and goals of the individual, which makes the performance of the role as teacher closely linked to the student’s learning. As a tool for achieving this, an individual educational plan must be drawn up in a close cooperation between the student, vocational college and the firm (Undervisningministeriet, 1999).

For a number of years, the Ministry of Education has been working on a concept for a so-called parallel adult education system. The system would give adults considerable freedom in composing an adult education, earning credits that would merit the course at the same level as qualifying youth educations. While the 1995 Adult and Continu​ing Education Reform was mostly concerned with resources and administration, the VEU reform of 2000 appears to provide the foundation for similar credit systems. The overall object of the reform was to further the demand orientation of adult education, combined with continued and, perhaps, growing influence of the labour market parties, which is a parallel to the 1989 reform of vocational education (Lassen, 2000).

The next four sections will describe the content, the distribution of responsibility, the financing and the level of activity of each area in the three main categories of the system for adult education and continuing vocational training as it is illustrated in the Figure 1. 


1.3	The adult education system
1.3.1	Liberal Adult Education
The VEU reform states that it is a characteristic feature of the education programmes within the adult education system that the work and life experiences of the adults concerned play an important role in the organizing process of education.

Liberal adult education started with the folk high school movement in the mid 19th century based on ideas of “popular enlightenment”. It is a concept encompassing teaching and educational methods which do not form part of the formal public education system. Within this category, there are three types of schools: Folk High Schools, Evening Schools and Day Folk High Schools. 

Teaching at the folk high schools must be of a general educational nature and courses should not lead to exams. It is part of the concept that folk high schools are residential for 4-6 months, and generally participants help out with the daily chores about the house. Folk high schools are independent schools (self-governing institutions). The schools receive subsidies for each full-time participant. 

During the 20th century, there were many independent additions to the adult learning supply, as new needs emerged. One of them was evening schools, which had started already in the late 19th century to meet the needs of especially the urban population, who were usually unable to attend the residential folk high schools. The initiator was often the labour movement. 

In the 1980s day folk high schools were introduced. The target group was primarily persons with low levels of education, typically women, who had only weak connections to the labour market. 

Today, offering qualifying courses has become part of the purpose of the day folk high schools, aiming to strengthen the participants’ personal development and improving their opportunities in the education system and on the labour market. The schools offer a wide range of activities, often with cultural, social, creative and aesthetic aspects. Teaching includes both general and vocationally oriented topics. At the moment, a number of these schools are in crisis due to decreasing participant numbers.

All schools in the category Liberal Adult Education are subsidized solely by the municipalities; in other words, the municipalities are free, within a certain framework, to decide on the overall financial allocation. It must, however, include support for adult education, activities for children and young people, and facilities for sports, youth associations and clubs. The fundamental principles of Liberal Adult Education are: free choice of subjects, universal access, own initiative, and freedom to choose teachers (Undervisningsministeriet, 2000).
1.3.2	General Adult Education
Educations programmes in this category, generally referred to as preparatory education, are open to all persons above the age of 18 who left school early and wish to improve their general skills. Teaching under these education programmes can be organised to fit into the everyday life of the participants, meaning that education can take place e.g. at the workplace or at the premises of professional organization, instead of at educational institutions. 

Preparatory education is an offer to strengthen the adult’s basic skills such as reading, spelling, writing, arithmetic and basic mathematical concepts. Each course can be divided into steps and targeted certain groups. At the end of each level of the education, the participants can choose to participate in a test. The institution must offer tests, but taking the test is voluntary for the participants; and irrespective of test participation, a certificate for participation in the education may be issued. Participation in both the education and in the test is free (Undervisningsministeriet, 2000).

1.3.3	Adult Vocationally Oriented Education
This category can be divided into two levels: 
Basic Adult Education (GVU) refers to education programmes which give the same competences as ordinary youth education programmes, up to and including the level of a vocational education. At this level, it is possible to supplement the former education and work experience of the individual participant with courses in order to achieve a skilled level. Adults who complete a GVU sit the same final exams as young persons in youth education, but a GVU may be organised in a more flexible manner. Before starting a GVU, each participant will be subject to a competency assessment, involving giving credits based on previous courses and work experience. On the basis of these results the school draws up a personal education plan, indicating the gaps the individual needs to fill in order to get a full education.  So the concrete content of the programme will depend on the practical work experience of the adult person as well as qualifications attained by participation in various courses (Undervisningsministeriet, 2000).
Advanced education levels, which are comparable with ordinary education levels, comprise three levels: 
	The first is Further Adult Education (VVU – including modules from the semi-skilled labour market educations (the former AMU system) as well as modules from the earlier apprenticeship-based skilled workers’ continuing educations
	 The second  is Diploma level education 
	The third is Master level education. Education programmes at this level are advanced in depth and in breadth. It is a condition for starting at this level of adult education that the participants have a relevant educational background, and at least two years of relevant work experience. 
As can be seen, these education programmes are to a high extent based on the life and work experience of the adult persons. The programmes at these levels are structured to make it possible for the participants to continue performing their daily work, implying that adult education at the advanced levels takes place mainly as leisure-time education, i.e. independent of employer acceptance and financing, and is therefore usually referred to as “Open Education” (Undervisningsministeriet, 2000).
Section 1.3 has given an overview of the content of the three main categories in the Danish adult education and training system after the VEU reform. The following section will provide an overview of the distribution of responsibility within the system, aiming to explain the differences regarding the roles played by the actors involved in each of the educational fields.
1.4	The distribution of responsibility within the adult education system
In Denmark the public sector is the major supplier of education and training for adults. A number of institutions offer a range of opportunities targeting individuals and enterprises. However, since the election in November 2001 and the change of government there have been some changes regarding the fields of responsibility: adult vocational training, which was formerly under the Ministry of Labour, is now under the Ministry of Education; universities with both bachelor and master educations were transferred from the Ministry of Education to the Ministry of Science, Technology and Innovation (Undervisningsministeriet, 2000).

Private education and training institutions are also involved in adult education, and finally also some enterprises provide internal training. But they play only a marginal role in the Danish CVT system: as many as 94% of the students are taught by public providers. 

Responsibility in connection with the operation and financing of the individual education institution is distributed between the state, regional (county) authorities, and local (municipal) authorities, and the social partners. The table below shows this division of responsibility. 


Table 1: Division of responsibility between state, county and municipal authorities and the social partners in connection with various adult learning activities.
Education activity	State	County authority	Municipal authority	Social Partners*
Preparatory Adult Education (FVU)		X		X
Basic Adult Education (GVU)	X			X
General Adult Education, basic level (AVU)		X		
Higher Preparatory Examination, upper secondary level (HF)		X		
Adult Vocational Education and Training (short apprenticeship programmes)	X			X
Adult Vocational Training (AMU)	X			X
Open Education (provision of vocationally oriented adult education and training, all levels from VET to university)	X			
Day Folk High Schools			X	
Folk High Schools	X			
Teaching Danish as a Second Language to adult foreigners and others			X	
Special teaching for adults with disabilities		X		
University supplementary courses	X			
Educational associations (evening schools)			X	
Source: Ministry of Education
*this column has been added by the authors

As Figure 1 and Table 1 indicate, the Danish education and training  system for adults can be characterised as a differentiated system, accommodating quite well-defined profiles of content and specific flows of adult education focused on certain target groups and certain functions of rationale. But besides differences in relation to content, the different areas of adult education are also characterised by differences in the rights attached and the possibilities of obtaining financial support for the various target groups attending the system. 

The following section will give an overview of funding possibilities for adults in the Danish adult education system. 

1.5	Financing of the adult education system
Following the VEU reform in 2000, participants in continuing vocational training can get funding from the public sector to cover their costs of living in two ways:

1.	Vocational continuing and further education allowance (VEU allowance) 
2.	The state education grant for adults (SVU)

So participants can get financial support from one of the two funding systems for their education.  Which funding system applies depends on the level of education. The VEU allowance covers education at the level of basic adult education (GVU), while SVU covers education at both the level of basic adult education and the level of further and higher education. Table two below shows the type of funding available depending on the level of education, type of allowance and rate of support.

Table 2: Type of funding distributed according to level of education, type of allowance and rate of support
Level of education	Type of allowance	Rate of support
Preparatory Adult Education (FVU)General Adult Education (AVU)Higher Preparatory ExaminationFunding is given to people with a short education only	The state education grant (SVU)	Maximum rate of unemployment benefit for education at full time, provided s/he is:a full-time employee away from work, orunemployed with the right to 6 weeks’ own-choice education, and has full-time insurance 
Continuing vocational training: Continuing vocational training programmes and adult vocational training (AMU)Single courses under Open EducationBasis Adult Education (GVU)	VEU allowance	It is possible to get up to the maximum rate of unemployment benefit for education at full time, provided s/he is:a full-time employee away from work, orunemployed with the right to 6 weeks’ own-choice education 
Continuing vocational training at the level of further and higher education under Open Education:Modules and single coursesSpecial technical coursesFurther education under Open Education:Further Adult Education (VVU)Diploma levelMaster level	The state education grant (SVU)	Maximum rate of unemployment benefit for education which is organized at full time, provided s/he is:a full-time employee away from work, or unemployed with the right to 6 weeks’ own-choice education No support is given for part-time education
Source: Ministry of Education, 2000

As the table indicates, the allowance for vocational continuing and further education (VEU allowance) is intended to ensure that adults wishing to participate in continuing vocational training at the level of adult vocational education and training (VEUD) can get financial support to do so. 

The VEU allowance is given as a compensation for lost earnings or lost possibility of earning and can be given to people in employment, self-employed people (including co-working spouses) and unemployed persons with a right to six weeks’ education of their own choice. The starting point of the VEU allowance is identical with the highest rate of unemployment benefit, but it can be given to both full-time and part-time educations and is calculated according to the number of education hours. If there is some arrangement with the employer regarding pay during participation in education, the employer can claim the allowance as a reimbursement (Undervisningsministeriet, 2000).

The VEU allowance can be given to people over 25 without any limits on duration. People aged between 20 and 25 also have a possibility of getting the allowance, but only for an aggregated maximum of 30 weeks until they turn 25. Only persons who are members of an unemployment insurance fund are eligible for the VEU allowance. For uninsured persons, the financial subsidy is handled by the public employment service (Undervisningsministeriet, 2000). 

Regarding the other possibilities of funding, the state education grant (SVU), is to ensure that adults participating in education at the level of primary and lower secondary education, general and vocational upper secondary education and further and higher educations can get financial support for these educational purposes. Like the VEU allowance, SVU is given as a compensation for lost earnings or lost possibility of earning and can be given to employed persons, self-employed people (including co-working spouses) and unemployed with the right to six weeks of education of their own choice. People in employment do not have to be insured against unemployment to qualify for SVU, but people in employment have to make an agreement with their employer regarding time off for studying or training to be able to get SVU. It is not possible to get SVU simultaneous with other similar social benefits (Undervisningsministeriet, 2000). 

The maximum SVU is equivalent to the highest rate of unemployment benefit and is given to people between the ages of 25 and 60. The 20 to 24-year-olds can, however, get SVU for Preparatory Adult Education (FVU). If the workplace pays wages during education, the funding can be paid out to the workplace, and the same goes for reimbursement of any user fee.  SVU is calculated according to the number of working hours reduced for education, or the lost possibility of working. 

SVU is divided into two:

1.	SVU for participating in education below the level of vocational education and training, i.e. financial support for participation in FVU, AVU, and education at the level of general and vocational upper-secondary education. Persons who have only short educations and have been employed with the same employer for at least six months qualify for SVU for educations at these levels for up to 80 weeks; for FVU, however, only for 18 weeks, converted to full time. Short education is defined as 1) attending school for a maximum of 7-8 years, plus vocational education irrespective of duration, or 2) attending school for 9-10 years plus a maximum of two years’ vocational training, or 3) holding an outdated education. Furthermore, SVU in this category can be given for the above-mentioned educations whether they are organized as full-time or part-time courses. For part-time education the weekly education time and the reduction of working time must amount to at least six hours. For part-time education the financial support is proportionally reduced (Undervisningsministeriet, 2000).
2.	 SVU for participating in education above the level of vocational education and training, which includes financial support for participation in further adult education under the system of Open Education. This means that persons employed within the latest 5 years for the equivalent of 3 years’ full-time employment (the equivalent of 2 years’ total employment for part-time employees) can get SVU for education at these levels for up to 52 weeks within a period of 5 years (Undervisningsministeriet, 2000).

In Denmark it has always been seen as a public task to fully or partly finance not only initial education, but also continuing and further training and education, as well as liberal adult education. There seems to be a political consensus that this will continue to be the case in the future too, but with some changes regarding the distribution of responsibility. The financing of adult learning can be divided into three categories, as will be outlined below.

1.5.1	Full public financing of operating expenses
In 2000, as part of the VEU reform, a financial reform was introduced, taking effect from 1 January 2001. This reform made the social partners co-responsible, to a large extent, for the allocation of funds through their membership of the board of a new body, the Labour Market Institution for Financing of Education and Training (Arbejdsmarkedets Uddannelses Finansiering, AUF) – the AUF board. Through their membership, the social partners were given the possibility of making recommendations to the Minister of Labour and the Minister of Education on a wide range of issues in relation to adult education and training up to and including the level of VET and adult vocational training (AMU) (Undervisningsministeriet, 2000).

One of the main tasks of the AUF board is to make recommendations to the ministers concerning the total need for education and training, and the expenditure entailed, in the field of adult vocational training (AMU). The state imposed a ceiling of DKK 3,140 million (approx. €420 million) on its contributions to the supply of courses and the VEU allowance.  To top up this basic state contribution, the AUF board was given the power to recommend that enterprises – to get a greater extent than before – will have to finance education and training activities that are strictly oriented towards meeting the specific needs of a single enterprise, or that contributions from employers are to be imposed for co-funding adult learning activities within a certain field, at a certain level. The board may also recommend imposition on an employer to co-finance adult education and continuing training measures (Undervisningsministeriet, 2000). The AUF board can thus recommend that enterprises must contribute towards the financing of educations targeting recognized competences. In short, this means that the state will not fully finance operations and/or financial support for persons attending relevant educations. With the VEU reform, it has thus become possible to make it the responsibility of the individual enterprise or employee to co-finance CVT when an employee attends a course.  

Educations under AUF are placed in two sections, called Frame I and Frame II. Placement in either Frame I or Frame II is decisive for the financing, i.e. whether or not the state will fully or only partly finance the operating expenses of the course and of the allowances. Educations under Frame I will get full grants, without any user fees. Such educations include for instance single courses from VEUD and AMU leading to certificated competencies. The aim of this initiative was to reduce public financing of the more enterprise-specific courses (Undervisningsministeriet, 2000).

1.5.2	Co-financing by compulsory employers’ contributions
This category relates to educations placed in Frame II. As part of an effort to promote higher efficiency in these CVT educations, the AUF board was given the power to recommend to the Minister of Labour that there ought to be a reduction in the financing of operating expenses and/or a reduced allowance, which means that the individual employer will have to carry a somewhat larger share of the costs. If the accumulated need for CVT under Frame I as well as Frame II exceeds the yearly amounts for finance set by the state, the board of the AUF can moreover recommend that the legislators impose a compulsory employers’ contribution to co-finance the combined activities in CVT under the AUF. In such a situation there will also be an indirect employer co-financing of the education activities placed under Frame I (Undervisningsministeriet, 2000). However, it is important to note that in real life this mechanism has had no effect. The social partners have not been able to agree on suggesting such a recommendation to the Parliament.

1.5.3	Co-financing by user fees 
For continuing vocational education at further and higher levels, financing functions according to the rules of Open Education, i.e. the government gives a “taximeter” subsidy supposed to be supplemented with by user fees.
 
Under the taximeter system, education and training providers receive a per-capita grant from the state for each enrolment (full-time equivalent) per year. The amount paid to an institution varies according to the type of study in which a person is enrolled. Every year the taximeter rates are set in the Budget adopted by Parliament, based on estimated costs per student completion in each of several educations. Also self-governing institutions (e.g. higher education institutions) have a taximeter rate based on infrastructure requirements. For regional education programmes, the county council decides annually on taximeter rates (Undervisningsministeriet, 2000).

The taximeter scheme of financing is intended to act as an incentive to increase the quality and efficiency of provision. First, it puts educational institutions under competitive pressure to improve quality, and second it puts institutions under pressure to find more efficient methods of providing their various education and training activities. The taximeter scheme is also used as a tool to influence the mix of education and training schemes, by providing higher payments in subject areas where there is a desire to increase places, or reducing payments in areas of oversupply. 

User fees can be set flexibly, taking into account the standard and appropriate way of planning for each supply, to accommodate the differentiated needs of different target groups. For some educations at Diploma or Master level there may be a considerable degree of user payment (Undervisningsministeriet, 2000).

1.6	Level of activities in the adult education system
As can be seen in table 3 below, there were about 95,000 year students​[2]​ in the publicly financed CVT, and the overall trend in recent years has been a decline in CVT activities. Besides the above CVT educational offers there also exists a number of municipally financed educations at evening schools, comprising about 30,000 student years. In 2002 this amounted to a total of approx. 125,000 student years in publicly financed adult education (Undervisningsministeriet, 2003).  


Table 3: Year Students 1993-2002
Education                                                Year 	1993	1994	1995	1996	1997	1998	1999	2000	2001	2002
Liberal Adult Education
 	Day Folk High Schools 1)	5600	7300	9575	10281	12687	13545	9456	7840	7597	5540
 	Folk High Schools (short courses) 2)	1771	1729	1595	1522	1330	1326	1261	1278	1326	1322
 	Folk High Schools (long courses) 3)	5598	6049	5983	5515	4742	4319	4123	4136	3801	3812
 	Total	12969	15078	17153	17318	18759	19190	14840	13254	12724	10674
General Adult Education
 	Special Education for Adults  4)	 	 	1153	1182	1197	1738	1282	1282	1282	1282
 	Danish as a Second Language	11890	12996	13647	16214	16141	16464	17223	19225	19641	20429
 	Reading courses for adult 5)	 	 	 	292	460	511	431	453	168	 
 	Preparatory Adult Education (FVU)	 	 	 	 	 	 	 	 	684	777
 	General Adult Education (AVU) 6)	13652	14006	14745	15595	14256	14570	15920	16254	12984	12984
 	Higher Preparatory Examination (HF) 7)	12739	12034	13553	13996	13154	13915	14446	14185	13180	13180
 	Total	38281	39036	43098	47279	45208	47198	49302	51399	47939	48652
Adult Vocationally Oriented Education
 	Continuing Vocational Training (AMU)	11300	11700	11500	11620	13940	17425	13660	8360	8897	8226
 	Open Education (Vocational training)	13346	12994	16232	17438	17262	27819	17617	11220	12434	11222
 	Adult Education and Training (VEUD)	 	 	1420	760	1144	1928	2579	2492	2240	1957




Source: Ministry of Education, “Voksenuddannelse i tal 2003” 
1) The figure from 2002 only describes the activities until 1 July 2002; 2) Max. duration 12 weeks; 3) Min. duration 12 weeks; 4) From 2000 the figures are estimations; 5) From 2001 and onwards these courses became part of FVU; 6) The figure for 2002 is an estimation; 7) The figure for 2002 is an estimation; 8) This includes short-, medium- and long-cycle educations outside the general school system.

As mentioned earlier, there are some private training institutions as well involved in adult training, and finally some enterprises provide internal training as well. But they play a marginal role in the Danish CVT system, where 94% of the students are taught by public providers.

1.7	Summing up
This section has given an overview of the adult education system, describing the formal structure of existing programmes. Besides, the reasoning and the interests of the social actors in the development of the system and its modes of functioning have been outlined. Hopefully, this will contribute towards an understanding of why the extent and content of the VEU reform has been a matter of dispute, depending on the social and political positions of the actors involved. One of the arguments is that the latest VEU reform introduced a new model of financing which seems very dependent on parliamentary support, and thus vulnerable to changes in political alliances. In addition, the reform introduced a ceiling restricting the state contribution to a certain maximum amount. The implication of this was that if further CVT activities were in demand, the social partners would be made responsible for raising the financing.  Furthermore, it signals diminished state responsibility for the activities of CVT, and a move towards a more market-oriented/demand-led CVT. On the other hand, the reform could be said to be updating support for the need for identification of skills needs at the micro-level, of the individuals and of single enterprises. Also it may be expected to increase the efforts regarding RPL – Recognisition of Prior informal and informal venues of Learning.

PART TWO
2	The role of skills needs analysis in connection with enterprise-sponsored training
The purpose of this section is to describe how and to what extent qualifications needs are analyzed as a background for the education and training operations in the enterprises. The ambition is to detect whether the educational activities are founded on rationalistic considerations of what the real needs for skills are, and thus to what extent the demand for public or private training courses is founded on solid evaluations of skills needs.

2.1	How widespread is the use of professional educational planning in enterprises
The main aim of this section is to clarify to what extent enterprises use educational planning, as an indicator of the professionalization of human resource planning and conversely, whether non-planning enterprises can be characterized as unprofessional. 

The most recent Danish survey data (from 2005) based on statements from managers responsible for personnel functions show that about 1/5 of enterprises can be described as professionalized, because they have a specific department dealing with personnel functions.
 
There is big differentiation between enterprises. The public sector has a personnel department share of 44%, whereas the share is 15% in firms in the private sector. 

Table 4: Institutionalisation of CVT work in the individual enterprise (percent)
Numbers of employees	1-9	10-49	50-199	200 +	all
Does the enterprise have a personnel or education department that participates in the planning of CVT for the employees?   	N=377	N=647	N=684	N=276	N=2011
Yes	10	32	51	86	20
No	90	68	49	14	80
Source: VEU-rapport 2005; the percentages presented are weighted and the numbers (N) are unweighted.

Large enterprises are more likely to have personnel departments. Among firms with more than 199 employees, 86 % have a personnel department, compared with just 10% of firms with 1-9 employees.
 
The picture of professionalization of personnel functions in the enterprise looks even clearer when the firms are questioned about their practices concerning systematic evaluation of the skills needs of their employees. As many as 55% say that they do so. Taking into account that these firms tend to be the biggest employers, it seems clear that the majority of Danish employees’ needs for CVT are being systematically evaluated


Table 5: Systematic evaluation of CVT needs in the enterprise (percent)
Numbers of employees	1-9	10-49	50-199	200 +	all
Does the enterprise conduct systematic evaluations of the employees’ needs for CVT?	N=381	N=651	N=685	N=276	N=2021
Yes, always	12	23	38	52	17
To some extent, yes	35	43	48	33	38
No	53	34	15	15	45
Source: VEU-rapport, 2005; the percentages presented are weighted and the numbers (N) are unweighted.

Table 5 shows that, to some extent, decisions on CVT needs are decided without any kind of institutionalisation. This leads to the conclusion that in these enterprises evaluation of CVT needs must be an integrated part of the human resource work that takes place in the course of the everyday life in the firm. On the other hand, institutionalized evaluation of CVT needs does not necessarily imply that an enterprise is very thorough in its evaluations. We will come back to this point later.  

2.2	Methods of describing skills needs and choice of courses
This section looks into the ways in which enterprises systematically evaluate the CVT needs of their employees. There is big differentiation between enterprises with respect to how deeply involved they are in the matters of evaluation. A good indicator of this is whether or not training plans for the individual employees are drawn up with reference to the enterprise’s strategic development plans. Among enterprises with 1-9 employees, approx. 10% state that “Future CVT needs are derived from the strategy plan of the enterprise”. Table 6 also shows that the proportion of enterprises stating this to be the case rises with the numbers of employees. Some 30-40 % of enterprises with more than 199 employees state that their strategy plan is the foundation of future CVT needs. 

In addition, table 6 indicates a clear differentiation between different groups of employees when enterprises are determining future CVT needs. The needs of unskilled workers are to a lesser extent considered as a part of the strategic plans than those of the better educated groups of employees. This indicates that the most serious planning is made for employees when functional flexibility is at stake, and less serious planning activity is involved for employees when the management strategy is based on numerical flexibility. Most attention is paid to the core group of employees, and less to the groups on the periphery of the enterprise.

Table 6: Methods for systematic evaluation of employees’ needs for CVT (percent)
	Future CVT needs are derived from the strategy plan of the enterprise




Employees with further education3 	7	24	34	40
Management4 	13	30	40	43
Source: VEU-rapport, 2005; the percentages presented are weighted and the numbers (N) are unweighted.
1: N_(1-9) = 160, N_(10-49) = 414, N_(50-199) = 563, N_(200 +) = 223
2: N_(1-9) = 169, N_(10-49) = 450, N_(50-199) = 591, N_(200 +) = 245
3: N_(1-9) = 161, N_(10-49) = 400, N_(50-199) = 564, N_(200 +) = 245
4: N_(1-9) = 172, N_(10-49) = 469, N_(50-199) = 605, N_(200 +) = 251
	
In the following, the focus will be on giving a more thorough description of the personnel practices of enterprises: this will be done by analyzing concrete choices of methods for evaluation of CVT needs.

A widespread method is the “top-down model”. As can be seen in table 6 there is widespread use of rationalistic models. The method is often called the GAP method. The technique is to locate the qualifications needs by studying the work, summed up both at the organizational and single job level. Through the study of the work in the enterprise, knowledge about both qualifications present and lacking is acquired. Then by making a simple subtraction, it is possible to identify the gap between qualifications present and qualifications needed, both for the organisation as a whole, and for the single employee.

Of course the practices need to be examined in more detail, by asking more questions about them. An obvious question is the time horizon as an indicator for insisting on a longer-term perspective. More than 2/3 of the enterprises state that they do educational planning for their employees with a time perspective longer than six months. For 34% of the unskilled workers, the time perspective is shorter than six months, while this is the case for only 20% of the other employees.

An interesting fact is that the most innovative enterprises with respect to technical and organisational changes are the firms with the most careful and well-founded plans for educating their staff (Nielsen, 1999).

Looking at the content of this top-down approach, it becomes clear that it is strongly dependent on the position of the employees in the enterprise. The need for technical upgrading is strongest among unskilled workers (75%), weaker for employees with further education (47%) and less for supervisors and management (33%). This discloses a tendency that planning and decision-making functions in enterprises tend to be reserved primarily for the skilled workers and more highly educated people, with the unskilled workers performing the more simple productive functions.  

Another model in use is the “bottom-up model”. By this is meant a model which resembles the top-down model when it comes to describing the needs for qualifications from the enterprise’s point of view and sometimes also with clear reference to its business strategy. But the model differs from the top-down model by explicitly taking into account the needs described and expressed by the employees. So when the analyzes of the enterprise’s CVT needs eventually end up as specific proposals for courses, it is the privilege of the employees to choose which of the courses offered suit their concrete needs for qualifications the best. The basic philosophy behind this model is that recognition of qualifications needs expressed by employees can be interpreted as a potential for future development, new products or new market possibilities
 

Table 7: Methods for systematic evaluation of employees’ needs for CVT (percent)
	Involvement of the employees’ own wishes regarding CVT	Hearing of the education/works committee or shop stewards 




Employees with further education3 	13	38	52	43	0	2	9	4
Management4 	13	45	52	43	1	7	8	3
Source: VEU-rapport, 2005; the percentages presented are weighted and the numbers (N) are unweighted.
1: N_(1-9) = 160, N_(10-49) = 414, N_(50-199) = 563, N_(200 +) = 223
2: N_(1-9) = 169, N_(10-49) = 450, N_(50-199) = 591, N_(200 +) = 245
3: N_(1-9) = 161, N_(10-49) = 400, N_(50-199) = 564, N_(200 +) = 245
4: N_(1-9) = 172, N_(10-49) = 469, N_(50-199) = 605, N_(200 +) = 251

Table 7 shows that a large part of the enterprises engage in dialogues with their employees, as an instrument to identify present and future qualifications needs. At the same time it is obvious that the shop stewards only play a minor role in this process. Traditionally, the shop stewards tend to prioritize other topics, e.g. securing wages and other rights. Also, research shows that in general working conditions for shop stewards are difficult, because many employers do not attach much importance to a cooperative strategy on training matters at the workplace level (Lassen, Sørensen, Jørgensen 2003; Sommer 1999).  

Enterprises that choose a more employee-oriented model may do so for a number of reasons. They may be interested in securing good, peaceful industrial relations and in developing deliberative cultures at the workplace between the management and the staff. Another reason could be to build up a surplus of qualifications among its employees, which is aimed at preparing the enterprise for changes, foreseen as well as unforeseen, in the market situation. 

Thirdly, such a policy could also help make the enterprise seem more attractive as a workplace, thus securing better conditions for recruiting new employees with qualifications of value for the enterprise, or retaining the staff they already employ.

Finally, some enterprises are deeply dependent on what their employees define and formulate as their qualifications needs. In some knowledge-intensive or handicraft enterprises it is essential to pay attention to needs articulated by the employees. They are the experts on these needs, which neither the management practices nor professional analyses will be able to uncover. In its most extreme versions, it could be claimed that some of these enterprises draw up their business strategy on the basis of the level and type of qualifications possessed by their employees, and what these employees consider necessary for further qualification.

A third model for summing up skills needs in the enterprise is what can be called an individualization model. What this refers to is a practice many enterprises have of giving their employees qualifications without any plan at the organisational level. The practice is determined by the employees themselves, often by attending educational activities outside their working hours, occasionally financed partly or wholly by the employees themselves. Such activities are supported by many enterprises as this kind of skill-building is an advantage for the enterprise, as it means that the employees develop a more open mind and better skills in general. This kind of CVT practice is pursued, even though there is the risk that other enterprises might poach the thus improved-skilled employees. 

Summing up this analysis of how Danish enterprises uncover the needs for CVT, one conclusion must be that the pattern is highly differentiated. The number of employees in the enterprise is an important factor, the type of employees is important and some deeper characteristics of the enterprises are important factors as well. But even under similar conditions, important differences have been found, indicating that any idea of a standard situation ought to be rejected. Despite the relatively good conditions for public, subsidised education and training in Denmark, we found unmet needs on a large scale. To explain this discrepancy and lack of performance we will present the concept of “different modes of personnel policy regimes”. 

2.3 The returns on investment in adult vocational education and training: neither necessary, nor sufficient as an explanation

It is important to underline that the rationalities for enterprises to undertake VET activities are manifold. 

The most decisive factor is probably the market situation in which an enterprise finds itself. Operating in a market on commercial terms and under certain political-administrative framework conditions set by the public sector will always be a complex matter. Many parameters are involved which influence and co-determine the behaviour of enterprises in relation to VET activities. Each of these parameters has to be considered as embedded in the holistic situation of the firm.

Traditionally, enterprise behaviour in relation to investment in education/VET activities has been analysed by applying Becker’s classical distinction between general and specific qualifications, according to which enterprises will only be likely to invest in specific qualifications. In case an enterprise invests in general qualifications, it runs the risk that other enterprises will harvest the advantages of the improvement in productivity resulting from the expenditure on general qualifications, often referred to as the risk of “poaching” by “free-riding” enterprises.

This logic would then lead towards a suboptimal investment in education; seen from a societal point of view, a tendency towards underinvestment (OECD 2005).

But lots of empirical evidence runs contrary to the ideal-type argumentation in Becker. Enterprises do invest in general education – and profit from it. Most of these deviances have been explained by the absence of the ideal-type perfectly functioning market, with full transparency, full mobility of the workforce and increases in wages/income as the driving motivator, i.e. the ”Economic Man” presumption, and furthermore neglecting transaction costs. When incorporating these imperfections, many economists consider that the neoclassical logic is still defensible – or, in other words, that the exceptions support the rule (Acemoglu & Pischke, 1999a, 1999b, Loewenstein & Spletzer, 1999).

A crucial point is whether wage differences do in fact mirror differences in labour productivity as paradigmatically presumed by neoclassical marginal-value theory. The OECD (1995, p. 92) finds evidence raising doubts about this cornerstone of economic theory: ”Therefore, if wages are indeed a proxy for worker productivity, the question arises as to why the less-skilled are under-represented to such a degree in form's continuing training provision.”. 

But the neo-classical presumption that wages can be used as a proxy for productivity has not only been questioned by the above argument from OECD. It has also been doubted by empirical evidence, indicating that employers receive a larger share of the returns on investment in continued vocational training: “On-the-job-training has proved to have higher influence on productivity growth than on wage growth” (Barron et. al., 1999, Bishop 1994). 

Several enterprise surveys have shown that calculations of returns on human capital investments are seldom made in advance, and that enterprises do not consider such spending on continued vocational training as an investment, but as current expenses, as more or less complementary and necessary costs to exploit investments in new technologies or of organisational restructuring (Ichiowski et .al., 1995, Dougherty 1992, Mulder 1995).

Furthermore, many different attempts have been made to find methods to measure “productivity increase”. Barret, Hövels, den Boer& Kraayvanger (1998) have in their literature study identified and characterised several different approaches to this, thereby supporting the assumption that enterprises won’t be able to make strictly economic cost-benefit-analysis on CVT-expenditure.

Finally, evaluation of outcomes of training might be measured in 4 different steps (reactions, learning, behavior and results) as described by Kirkpatrick (1959, 1994).

Barret & O’Connel (1998) found, on the basis of an Irish panel study, that investment in general VET increases productivity far more than did investment in specific training. But, as in several of the studies applying statistical correlations as the core of their hard evidence, the hard-to-decide question is the direction of causality: what is cause and what is effect? 

A possible explanation for the outcome of this Irish study could be that the causality chain runs the opposite way around – that it is enterprises already at a (societal) above-average productivity level that can afford educational expenses, and which have achieved a technological level where general qualifications do indeed increase functional flexibility – whereas enterprises at a lower technological level are more dependent on training for low-level skills of an enterprise-specific nature. By introducing this argument it will not be necessary to recur to market imperfections, due to reduced mobility among the employees, as an explanation. A more likely explanation would be that the more advanced enterprises would be able to pay higher wages anyway and would not fall victim to “poaching” as the more general qualifications are not in demand among the more backward enterprises. To the advanced enterprises higher general qualifications are in demand as appropriate means to promote functional flexibility and restructuring needs, whereas those on lower technological levels demands routine skills which could be acquired by imitation and sensomotoric training. For the latter type of enterprises more general qualifications are of little value and could indeed be more harmful as useful. This type of reasoning is supported by Groot et. al. (1994), Lynch & Black (1995) and Black & Lynch (1997).

This argument indicates the necessity for differentiating between several types of skills – and the transferability of them, connected to technical and organisational peculiarities on the demand side.

Even when sticking to a “pure” economic logic, a third intermediary category of qualifications – besides “general” and “specific” - needs to be introduced, namely sector- and/or trade-specific qualifications/skills, relevant to certain segments of enterprises. This would correspond to the European version of theories of segmented labour markets (Sengenberger (ed.) 1978) – and would introduce actors on a meso-level, trade unions and employers’ organisations, chambers of commerce etc. 

In our view, this would represent a solution to many of the problems following the dualism implied in considering individuals and single enterprises on the one hand (the micro level), and the state/public sector on the other (the macro level) – as the only actors. Some first attempts to include this meso-level, sector- and/or trade-specific qualifications/skills, in a Danish context can be found in Sørensen & Jensen (1988) and in Sørensen (1990).

Instead of just explaining the reasons for these problems and paradox’s – when empirical evidence runs contrary to outcomes predicted from neoclassical human capital-theory – as caused by market imperfections, the introduction of the above mentioned third level allows for establishing a more refined actor theory concerning the distribution of responsibility, financing and returns of vocational education and training, but one still in accordance with economic modes of thought (Beicht, U et.al.,1995, von Bardeleben et.al.,1996, Barret et.al.,1998), i.e. a theory allowing for a multi-level cost-benefit-analysis.

Furthermore, to produce a consistent theoretical understanding of VET politics it is – in our opinion – necessary to integrate insights from other social sciences, from industrial sociology, industrial relations-theory, organisation theory, political sociology, learning theory etc.

A point of departure for understanding dispositions of VET behaviour is that initiatives are often created as a response to external pressures for change. Such pressures could stem from technological innovation, from changes in consumer preferences and demands, or from changes in a number of other economic parameters. 

In the following section 2.4. focus will be set on the consequences of changes in the labour market. Obviously, development of new services and products and methods of producing them are important factors leading to a need for changing qualifications among employees. 

However, in many situations a more decisive factor is how the enterprise is related to the open labour market. If enterprises have problems recruiting new, qualified employees, or if enterprises are threatened by poaching from other enterprises, these determinants will be decisive for the way in which the enterprise reacts. The main alternatives are either to train their own employees or to put pressure on the VET providers to increase the supply of persons with qualifications corresponding to the demands for skills in the enterprises.

Therefore decisions on CVT policy in an enterprise will depend not only on the present and potential qualifications of their own staff; i.e. the top-down model for educational planning is a special case only. Under most circumstances the external labour market represents both  an opportunity and a risk for the enterprise when it comes to obtaining a satisfactory pattern of recruitment, retainment, development and outflow - in short, establishing an “extended reproduction” of the qualifications structure of the entire staff. The concept of “different modes of personnel policy regimes” refers to the different strategies applied by an enterprise in order to obtain a coherent pattern which leads to the desired reproduction of its qualifications structure.

 2.4 VET activities are an integrated part of personnel policy strategies
Basically, adult education in general and continued vocational training in particular activity is embedded in a context of vested interests from several angles. 

The investment perspective is, needless to say, important, but it is only one of several aspects influencing decisions on CVT activities in enterprises, i.e. at the micro-level. 

But, as already mentioned, VET is also an important instrument to promote a flexible, dynamic labour market by establishing mobility capabilities between sector-related segments of the labour force, i.e. at a meso-level. 

Finally, at the macro, societal level, there is widespread consensus in Denmark about VET as an important tool to sustain economic growth.

But who are to be the primary investors, who should be given the responsibility for maintaining and enhancing human capital?

A spontaneous answer to this question is that this responsibility must rest with enterprises. Of course it is a relevant answer, but not as the sole carrier of responsibility, if the intention is to achieve enterprise-external effects on the meso- and macro-level of VET activities. According to the theory on the (unrealistic) conditions of a perfect market, enterprises only want to invest in specific qualifications - in our view an unfortunate simplification of the various relevant types of qualifications and the way they are brought into existence. 

A new category is needed to understand the full range of needs for qualifications, which can also be defined from a perspective of labour market segments. With the help of a category of sector- and/or trade-related skills, it becomes much easier to understand the limited importance of the risk described as the poaching phenomenon, compared to the potential gains from a labour market supply of appropriate skills (Barret e.a.1998, pp 34f).  This concept also underlines the importance of securing the qualifications of the labour force in such a way that a free flow of labour becomes possible within an industry or sector undergoing major changes; it also represents an answer to the need for employment security among the wage-earners. Public financing and steering of the VET supply is therefore of vital importance to secure these wider aims, including the social coherence supporting flexibility. In other words: to promote a flexicurity model.

This statement is made all the more important when taking into account the deficiencies in the behaviour of enterprises. As we have seen, there are problems with both the planning and implementation of VET activities in many Danish enterprises. Furthermore, also the findings of a recent Danish survey (VEU-rapport, 2005) show that very few firms are able to produce straightforward cost–benefit calculations – and even the few of them capable of doing so did not use them as the sole reason for financing VET activities. The following tables, which come from a draft version of this survey, give a picture of unmet skills needs. Up to half the enterprises state that their employees are in need of more qualifications (table 8).

Table 8: Unmet needs for CVT (percent)
Numbers of employees	1-9	10-49	50-199	200 +




Source: VEU-rapport, 2005; the percentages presented are weighted and the numbers (N) are unweighted.

Table 9 presents a catalogue of possible reasons, attempting to explain the unmet needs. First of all, the time employees need to spend on CVT seems to constitute a barrier. Secondly, a reason could be that the need for qualifications has been recognized only recently, and thirdly the firms do not think it is worthwhile in terms of economic gain to invest in CVT for its employees. The mutual weight of these arguments differs between unskilled workers and the rest of the staff. They are also dependent on the economic situation of the firms; unmet needs are a bigger problem in firms with financial problems. 

Table 9: Reasons for unmet needs for CVT and the financial situation of the enterprise (percent)
	Unskilled workers	The rest of the staff
Is the financial situation of the enterprise (1) particularly or fairly good, (2) average, (3) slightly or highly negative? 	(1)1	(2)2	(3)3	(1)4	(2)5	(3)6
The need has arisen/been recognized recently	24	28	41	32	33	12
People are only employed for such short periods that it is not worth the effort 	10	13	18	3	16	0
The costs are to high compared to the outcome	15	17	40	20	27	16
The enterprise cannot spare the employee for the time to be spent on CVT  	30	43	40	45	52	51
Source: VEU-rapport, 2005; the percentages presented are weighted and the numbers (N) are unweighted.
1: N= 163, 2: N=137, 3: N=71, 4: N=322, 5: N=260, 6: N=133

Table 10 reveals especially two interesting observations. The first one is concerning unmet needs for unskilled workers. Their needs have been recognized more recently in enterprises making systematic evaluations of needs. Secondly, time spent is a stronger barrier in enterprises who do not making such an evaluation. This is a problem for all employee groups.
Table 10: Reasons for unmet needs for CVT and systematic evaluation of employee skills needs (percent)
	Unskilled workers	The rest of the staff
Does the enterprise conduct syste​matic evaluations of the employees’ needs for CVT?(1) Yes, always, (2) To some extent, yes, or (3) No	(1)1	(2)2	(3)3	(1)4	(2)5	(3)6
The need has arisen/been recognized recently	43	30	16	37	28	25
People are only employed for such short periods that it is not worth the effort 	3	16	10	1	0	18
The costs are to high compared to the outcome	23	19	31	21	25	18
The enterprise cannot spare the employee for the time to be spent on CVT  	25	34	56	25	44	67
Source: VEU-rapport, 2005; the percentages presented are weighted and the numbers (N) are unweighted.
1: N= 113, 2: N=209, 3: N=50, 4: N=232, 5: N=368, 6: N=118

Finally, in table 11 there is indication of a weak connection between the different reasons and whether or not the enterprises have institutionalized their personnel function. Though there are some interesting coherences, the problem of time spent on CVT is smaller in enterprises with a personnel department. Also the perception of cost versus outcome is dependent on the presence of a personnel or education department. Enterprises with such departments are less negative in their evaluation of whether or not CVT is worth the cost. 

Table 11: Reasons for unmet needs for CVT and the presence of a personnel or education department participating in the planning of CVT for the employees in the enterprise  (Percent)
	Unskilled workers	The rest of the staff
Does the enterprise have a personnel or education department that participates in the planning of CVT for its employees?   	Yes1	No2	Yes3	No4
The need has arisen/been recognized recently	31	28	28	29
People are only employed for such short periods that it is not worth the effort 	11	14	0	9
The costs are to high compared to the outcome	14	28	15	25
The enterprise cannot spare the employee for the time to be spent on CVT  	30	41	36	53
Source: VEU-rapport, 2005; the percentages presented are weighted and the numbers (N) are unweighted.
1: N= 194, 2: N=177, 3: N=356, 4: N=358
2.3	Summing up
To sum up, these results seem to confirm that enterprises attach more weight to the more narrowly and operationally oriented considerations than to considerations of investment in the enterprise’s planning of education/securing adequate qualifications. Still, if that leaves an impression of less rationality in enterprise behaviour, then perhaps the problem might be ascribed to a too restricted perception of “rationality”. It seems that several employers do indeed implement many other parameters than a simple ”Economic Man” rationality would suggest. However, not necessarily in an explicit or outspoken way, but in a way comparable to the concept of “tacit knowledge” when considering how the enterprise is “embedded” in a complex and interacting relationship.

PART THREE
3	An overview of research into the determinants of enterprise-sponsored training in Denmark

In this section the focus will be on the motivation of enterprises to plan and carry out CVT activities for their employees. 

At the top and strategic level, there are several analyses​[3]​ which describe a relation between an enterprise’s choice of form of flexibility, strategies of personnel policy and strategies in relation to continued training of its staff. These analyses demonstrate that when enterprises choose or tend to focus more on certain forms of flexibilities, the issue of CVT has a higher profile in the consciousness of the enterprises.

Enterprises which put the main emphasis on functional flexibility aim to ensure that their staff can handle a number of different work functions; naturally consciousness of CVT then has a more prominent position than in the case of enterprises where the emphasis is on other forms of flexibility (e.g. numerical flexibility, where the working force is adjusted in number to ensure that the needs of the enterprise is covered). 

The way enterprises thus respond to the demand situation they are exposed to (choice of flexibility strategy) thus affects how integrated CVT is in the practices of the enterprise. The analyses, however, also point out that enterprises frequently have several different strategies towards various groups of personnel, which implies their motivation varies regarding CVT for different groups of staff. 

No matter which personnel policy regime an enterprise chooses, CVT can play a role from both a qualifications perspective and from the perspective of a different aspect of personnel policy where the focus is not on an immediate increase in productivity, but more on e.g. making the enterprise attractive for employees or to gear up the employees for future processes of change in the enterprise.

Earlier analyses​[4]​ have tried to provide an indication of the significance enterprises ascribe to the use of CVT in relation to other responses to the challenges they face. In these specific analyses, there are some indications that CVT is one, but not the most frequently chosen method to ensure that the human resources match the needs of the enterprise. The analyses show that consciousness about CVT or the motivation to use CVT is already present in the enterprises but in different ways; for a large group of enterprises CVT plays an important role, while for a smaller group (14%) it does not play any role at all. 

Several analyses​[5]​ point to a divergence in the perceived importance of CVT among enterprises, i.e. dependent on how exposed to competition and how innovative they are. The more exposed to competition and the more innovative, the more important the enterprises perceive their needs for CVT. This also means that there are enterprises who do not perceive any need for CVT. 

At the same time, the analyses show that the group of enterprises who experience fierce competition and who state that continuous development of their employees’ qualifications is very important do not, however, use CVT markedly more that other enterprises. This may be because such enterprises are so squeezed regarding earnings that they cannot afford to realize all the CVT they find relevant and desirable. 

3.1	Reasons for using CVT activities
At the micro-level, in relation to the enterprises’ concrete use of CVT, motivation can be described and analysed based on the circumstances that caused the CVT activities. This perspective has been studied in a number of earlier analyses.  

In the main part of these analyses, the focus is on conditions that can either be related to qualification purposes or to personnel policy purposes for which participation in CVT was not immediate productivity enhancing.  Both types of purposes are clarified in the analyses to varying degrees, and a number of dimensions have been omitted in an attempt to uncover enterprises’ use of CVT from a qualifications perspective.  

Going over the analyses, it is evident that when it comes to the actual initiation of CVT in the enterprises, it is factors indicating that the enterprises pursue a qualification purpose or a personnel policy purpose that play the most important role. 






	Strategy or business plan
	Statutory requirement
	Staff must be able to handle new assignments

This picture is confirmed in several other analyses​[6]​, both qualitative and quantitative, which all concurrently point out that as a starting point, CVT activities are often initiated due to the enterprises’ needs for qualifications, and are thus a necessity to ensure the performance of tasks. 

But the same analyses also point out that enterprises have several parallel motives, and that personnel policy purposes often play a role as well. In the survey-based analyses the personnel policy purposes are described as e.g.:





The use of CVT can, however, also have a concrete function in connection with an enterprise’s strategy of flexibility and way its personnel policy works, and may thus be used in periods of below-average work pressure, as has been documented in two analyses​[7]​. In the same analyses, a certain area of focus is omitted regarding the motivation of enterprises: the framework agreement for participation in CVT specified in collective bargaining. This means that the concrete training activities are initiated without any direct reference to the agreement; however, the agreements seem to have an increasingly significant influence on the general agenda-setting for the use CVT activities. This issue has also been touched upon by other analyses​[8]​.

3.2	Barriers towards using CVT
This section will focus on research into the barriers to enterprises’ planning and carrying out CVT activities for their staff.

Barriers to CVT can be seen from at least two perspectives: a helicopter perspective, where the focus is on the circumstances which can influence an enterprise’s overall strategic response to the challenges it faces, and the role CVT plays in this response. In this perspective, many of the circumstances are similar to the ones applying in the discussion on factors motivating enterprises to use CVT. 

Barriers can also – like motivation – be seen in a micro-perspective, where the focus is on whether or not the enterprise has registered any unmet CVT needs, and on the circumstances that cause the enterprises to not initiate desirable or planned CVT. 

Barriers to CVT are thus on the one hand the circumstances which limit the extent to which the enterprises utilize CVT when responding to outside challenges. On the other hand, barriers are the circumstances which are the reasons for concrete CVT activities not being initiated. 

A number of both qualitative and quantitative analyses​[9]​ attempt to shed some light on the structural discussion of circumstances influencing the degree to which enterprises in general choose to integrate CVT in their response to challenges. Summarizing the analyses, they point to a wide variety of circumstances that influence how enterprises integrate CVT in their general business strategy; however, these factors can be structured into four overall themes:

	The business situation and strategy of the enterprise
	Factors that are part of the personnel practises of the enterprise
	Factors that are part of the surroundings of the enterprise
	Factors that are part of the learning programme of the enterprise

These analyses give no general quantifications of the degree to which each circumstance influences the enterprises’ use of CVT; however, in several of the quantitative-based studies the focus is on differences in the enterprises’ use of CVT, which is based on different topologies of enterprises (choice of flexibility form, innovation frequency). 

Unmet needs for CVT in enterprises can be used as an indication of the existence of barriers to initiate CVT activities. The extent of the unmet needs for CVT has been described in several earlier analyses​[10]​.

3.3	Summing up
Generally speaking, it is the competitive situation facing enterprises which constitutes the dominating motivation for the majority of the CVT activities initiated in enterprises. Increasing and intensified external pressures increase the enterprises’ motivation regarding CVT, because in such a situation the enterprises tend to focus on just how important the competences of their staff are for their ability to stay competitive, and realize that the use of CVT is a relevant tool to ensure the continuous development of the competences of their employees. 

However, motivation and use of CVT can also be linked to an enterprise’s choice of strategy regarding flexibility and use of personnel policy, and to varying degrees an enterprise’s choices in these areas can contribute towards increasing the motivation for CVT.







4	Major changes likely to influence education decisions, from the point of view of employers and employees
After the VEU reform in 2001, further steps have been taken to reform the Danish CVT system. Actually, it could be argued that since the mid 1990s changes or reforms of the system have been the norm rather than the exception. These changes have had different characteristics and have been introduced in different ways; some made administratively, others by law-preparing committees. In the following section, four major and decisive initiatives will be discussed.

4.1	“The big package-deal”
For several years, employers have been responsible for the financing of wages for apprentices during their periodical stays at the technical and commercial colleges. This responsibility was organized in a collective way by employers paying money into a central reimbursement fund (Arbejdsgivernes Elevrefusionsfond). The employers paid a certain amount of money per working hour of the persons employed. The fund was run by a board with representatives from the social partners. 

The money needed from employers to pay wages for apprentices during their school stays has been rising steeply since 1992 when a new law made it possible to guarantee young beginners of a VET programme that they could finish their education, even if there were not sufficient training places in firms. In case of failure to secure an apprenticeship, the technical or commercial colleges were obliged to provide the practical training elements of the education.

In 2004 a deal was made between the government and the social partners. The government and the employers were getting increasingly dissatisfied with the growing burden of funding wages for the college-based apprentices. The government wanted to retrench the number of college-based apprenticeship places in general, but it made the social partners an offer: the state would take on full responsibility for the funding of wages during the college-based practical training, but at the same time the state would withdraw part of its financing of the VEU allowance for VEU participants. The social partners accepted the deal, which meant that the employers’ contributions to the reimbursement fund would continue as before, but the money was now to be used to finance the VEU allowance for adults during their training courses (AMU). 

4.2	The new AMU concept
One of the intentions of the VEU reform in 2001 was to strengthen the demand steering of the adult vocational education and training system (AVET system). It could be argued that in some ways there already was a kind of demand steering, but carried out by the social partners in the trade-streamed AVET committees at the national level. These committees were obliged to estimate which needs enterprises had as to the qualifications of their workforce, and they were also responsible for planning new courses considering improved mobility from an industry and sector-development perspective. This is a classical example of welfare-state corporatism.

The new kind of demand steering, however, introduced a model whereby the schools achieved much more autonomy and increased market-orientation in the planning of courses. Under the “New AMU concept”,  courses at the central level, i.e. in the national AVET committees, were to be described in a much more open way by making “common competence descriptions” (Fælles Kompetence Beskrivelser, FKB’s, comparable to NVQ’s in England and Scotland) in order to facilitate “enterprise needs” as the foundation for descriptions of course contents. The intention was of course to make the supply more specific, directed towards the needs of enterprises. But there were also other central ambitions involved in the reform process, such as making the AMU courses much more attractive for especially small and medium-sized enterprises. It is evident, as already shown, that they tend to under-educate their staff compared to larger enterprises. 

An analysis of the implementation of this new concept has already demonstrated several difficulties in achieving these ambitious goals. The enterprises have not yet become better at defining what their real needs will be. This is a vital condition for genuine demand steering on a solid basis. In addition, the supply side is experiencing internal problems with how to apply the new principles. There is no longer a detailed manual supplied by the central authorities to the providers; instead they are left to carry out themselves the analyses of the needs of end-users and to operationalize these needs into specific courses. How successful this approach is depends on the analytical tradition and capacity of the staff at the colleges, strong administrative procedures for marketing, development activities and logistics, in systems that are much more fluid, where fixed standards are changed in favour of more flexible services towards enterprises. Successfully implementing this more extensive local responsibility of course also depends on a capable and flexible management team at the colleges.

Parallel to this marketization of the AMU system, a reform introduced in 2002 of the labour market policy led to a massive downgrading of education and training as a tool for activating unemployed persons. 
   
4.3	The tri-partite law-preparing committee on VEU

In 2004 the government set up a tri-partite committee to analyse the Danish VEU situation with a view to designing new models for VEU. One of its main tasks is to come up with models that can inspire small and medium-sized enterprises to train their employees. Another – which is probably the most important – is to suggest models for financing VEU in such a way that the social partners or individual employers and employees finance a bigger proportion of the costs of training. Thirdly, the committee has been asked to carry out analyses to find out which problems of motivation and other barriers might prevent individuals, especially people with short educations, from joining AVET activities.

The name of the committee signals the structure of its membership. In the traditional corporatist way, the employers’ associations and the unions have the same number of members. The third party is made up of civil servants from relevant parts of the public administration. Following the tradition of New Public Management steering principles, the Ministry of Finance chairs the committee. In addition, there are civil servants from the Ministry of Education, the Ministry of Employment, and the Ministry of Social Affairs.

The committee is to finish their investigations and policy recommendations in the beginning of 2006. It is too early to make any valid predictions about the results and proposals of the committee. But seems is clear that a successful completion of the committee’s work will involve finding new ways of co-funding from the social partners. Today most companies are covered by agreements that give their employees certain rights to training and education every year, and they also set aside some marginal sums of money for development purposes of training arrangements. One solution under consideration is to build in substantial contributions for core training purposes, i.e. financing courses and allowances, into the collective agreements between the social partners. In the late 1980s, the social partners managed to make a similar breakthrough in their bargaining, when they made a number of historic deals, building up pension funds by putting a certain percentage of the wages into these funds, managed by the social partners themselves. A qualified guess is that the government hopes to convince the social partners to use this same funding idea, now for training purposes.





Just after the general election in Denmark in February 2005, the new – re-elected – centre-right government set up a new council to consider the globalizing economy, with the task of considering what needs to be done to strengthen Denmark’s ability to compete in the global economy. The concrete background for setting up this council was widespread debate during the election campaign, sparked by the outsourcing of a number of Danish industrial enterprises and loss of jobs. 

The members of this council are fairly untraditional for Danish policy institutions. A variety of actors from different background have been appointed. The social partners are well-represented. So is the top of the government at the level of ministers. Then there are just a few experts selected by the government, and the fourth group comprises top managers from big private companies.

The council has turned out to the de facto most important policy body for discussing reforms of the Danish welfare state in general. Among the many topics on the agenda, the education system is at the top. So far the council has reached agreement that the development of human capital, along with focusing on innovation and entrepreneurship, is fundamental to the future of the Danish economy.  Step by step the council is discussing the different levels in the education system. Among other things, they have approved some proposals to reform the VET system. These educational considerations are deliberated under the headline of Lifelong Learning. A shortening of the educations leading to becoming a skilled worker is coordinated with improvements in the possibilities of AVET. As for the area of AVET as such, the council is waiting for the results from the work in the tripartite committee mentioned above. So it is too early to judge the output from this work.  But there seems little doubt that there will be new legislative initiatives in the AVET area in the near future. More private financing and more demand orientation in the public supply of courses seem to be the most likely changes.   
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Note: The figure only shows levels, not the extent of activities. The white boxes indicate the changes due to the VEU reform.
* Open Education outside the Basic Education System **Introduced 2001 as part of the Adult Education Reform, (the Danish abbreviation for Further Adult Education is VVU) *** The level cannot be indicated precisely ****Only this education programme refers to the Ministry of Labour, while the other levels of education programmes refer to the Ministry of Education. *****Education designed for foreigners
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